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13 March 1952

MEMIORANDUM FOR MR, BROWNELL

SUBJECT: Responsibility and Cormend Reletionshipe in the Production of
Commmmnication Intelligence (CCMINT)

1. In the course of my testimony tefore your commitisce on Saturday,
8 March 1952, I stated my belief that, baving adopted the pwrinciple of
cousolidated COMINT operations, we should continue slong this lims, at
leest until it i proved umworkable,

2, That belief is o comditionnl cne which deperds upon our ebility
to echieve certain things which are prerequisite to sucecessful unified
cperations, Unlaess w2 can solve certain problems of authority; responsie
bility, organization, edminisiration, and support, we are in dengsr of
loging move by = consolidated opsration than by a decentralized one., In
other woxds; cur attempt to cure certain evils may simply produce others
vhich are worse, There are nmany angles to the qussticn of unified varsus
decentyalized oparations, as you are no doubt aware., Ian my opinion,
however, the basic factors affecting the operations of AFSA are those set
forth in the enclosure, vhich I am teking the liberty of submitting for
your censideration,

;yk

J. ¥, WENGER
Rear Admirnl, U, S, Navy

Encloswre - 1
Corments by RAIM J. N, Wenger, USH, on
Responsibility and Command Relationships
in the Production of COMINT, dtd 13 Harch
1952, consisting of 4 pages,
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13 March 1952

RESPORBIDILITY AND COMMAND RELATIOUSHIPS I THE PRODUCTION OF COMINT

1., The production of COMINT, like any other underteking, may be per-
formed elther es a single comprebensive task, or it may be broken into
distinct parts, each of vhich contributes to the accomplishment of the vhole
task, )
2. The principsl sdvantages to be gained from undertaking the work
as o single task aye that® it should:

8, Fecilitate exploitation of technical and othsr interrelatioaships
of the various pioblems encountersd;

b. Permit greater flexibility in employmant of resourcesj
Co Pmu?ote joint participation in probilems of common interest (e.g.
air):

d. Fecilitate processing of traffic which is not readily sortable; and

0, Mininmize unnecessary duplication of effort and cverhead, ond theveby
result in econcmises or increased general effectiveness,

The degree to vhich these advantages can be realised obviously depends upon
the degres to vhich the vericus elements of the task eré unified,

3. Each of the things mentioned ebove is also pocsible, at lsast to
some degree, if the task is properly divided, For exemple, it may be some-
vhat more Gifficult to oxploit techmical relationships betwesn two crypte-
apalytic prodblems if the work on them is physically seperated, but it cen
still be dome through proper exchenge of ioformmtion, Thus, the poasidble
gains from unification are, now et least; essentially & creater msasure of
opsrationnl ease, operational effectivencss, and econcmy.

4, Although thess painc ars unquestionably desireble and ismportant,
end soms may become vital in the future, the unificaticn or consolidation of
operations necessery for thelr attainment canunot be achieved, practically
spoaking, without a considersble price, If consolidaticn is accompiished im
cne area or abt ono lsvel, und not at anothep the full bensfits camot dbe
realiged, and the priee then becomss melatively gremter, loresowver, if we
meke operational or. ecoucky gaing in ¢ns direction only to offset them by
icsges in another, the net result may be disadventagsouvs,

Incl with RAIM J.N, Wenger, USH, momd to My, Brownell, dtd 13 Mer 1952
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There are s number of mnjor difficulties whick are likely to regult

from unifying uny operations which support ageuncies that function under Qif-
ferent authorities, /mong these are:
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The authorities concernsd may de deprived of a direct means of
discharging thelr responsibilities;

Bormal channels of commupd or control may be disturbed;

Conflicting requirements with respsct to priorities end emphseis
may arise;

Unigque requirements of any one agancy muy be difficult to fulfill;

Sericus administrative cemplications may result;

HManagemant prcblems may incroane with the aise of the organization
end the number of egencies represented;

Morale may suffer through professional imcompatibilities of
parzonnel s

The domonstrated advantages of different approaches in research may
be loat;

Equitable arrangements for joint suppsrt of unified operstions may
be difficult to uchieve on a mutunlly ecceptsble basis;

‘Tranafer of responsibility may be accompunied by loss of direct

interest and withdrawal of support under progsurs of other requirs-
mentss

Internal dslays may incresse because of greater organiszationsl
complexity and size and

Security hasards will incrense with the numdbor of individuals having
access to information,

All of the foregoing difficuliies have arisen to a serious degrse in com-
nection with the operation of AFSA, Meauvhile, whether or not the anticipated
geine have been achieved is at lsast questioneble, The mere fact of the
Brownell inguiry lends sudetance to this view.

6,

Q.

Anything less than full unification must involve, in effact, either:
A division of the total task into mutually exclusive parts or
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b, Goms sort of overlop recsulting in duplication of effort,

It is then to be determimed vhether the .existing allocatiean of effort
afferds the best combination cf effectivensss, efficiemcy, and economy that
can be arrived at,

T. One of the accepted fundamsntal principles of goad organisation is
thaot authority must be commensurate with responsibility., This means primarily
rossession or control of basic tools essential to accomplish an assigned Job,
In military organization, this relationghip may be established on an opera-
tional command basie or on a gupport basis, If COMINT preduction is to be
undertoken ag & eingle comprshengive support tagk, it should follovw that all
availoble personnsl, facilities, and other resources esgeantial to the proper
parfornance of tue task should be organised and controlled accordingly, If
on the other hand, the task is to be divided, the requisite authority and
the essentiel means for accomplishment should be distributed in o manner
fully consistent with the essignmant of responeibilities. Boreovar, if the
divided task ls to be performed officiontly and ecomcmicully, the division
of responsibilities must be clesr-cut,

8. Unfortunately, the charter of APSA fails tu conform to these basic
principles of orgenization, It charges the Director, AFSA, vith e mission
that runs the full gamut of COMINT production, Thic mission necessitatss
the direct employment of collecticon, commnications, ard procesesing facile
ities and personnsl, However, the Director is given definits control of
only a portion of the resources rocgssary and avallsble to 4o hie assigned
Job. The remainder of the rescurces are distributed smong the three Armed
Services, o specific dlivision of responsibility emong them is made, nor
is any clear line drewm between what they may do on the ons hand, and AFS,

" on the other., As a corollary of this, the Service intelligence and
cryptologic egencies have not been specifically relieved of any responsi-
bilities assigned to APBA. .

2. As ean iliuvstration of precisely what is meent by the foregeing,
J.C.8, 2010 authorizes the Services o comduct such COMINT operations &8
may be required for direct support of their combat operations, lacluding
the production of combat intelligence., Combat intelligence is officielly
defired as "intelligence reguired for a combat situation.” Obvicusly,
this covers a lot of territory, and for =each of the /rmed Services 1t mst
inelude a very large meagure of vir intelligenee, Bimilarly, both the
A.r Force and the Navy muet hove weather inlelligsnce, Yet there has besn
no delineation of responeibllities to avoid duplication of effort; sxcept
in certain cagses of mutual agreemsnt by the sgencies comcermed., It i3
true thet J.C,9, Girectives snjoin the Services rot to undertske any
COMINT activities declored to be the sole responsibility of APBA, nor €O
underteke any exploitation outside of AFSA wvhich will entall undesirsble
duplication, but the field thus reserved for AFSA has never been definsd
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and the question of what constitutes undesirsble duplication has not been
resolved, If AFSA is to function with moxirmn effectivensss, it must
opgrate undsr conditions thet will not merely permit, but will ensure, at-
tainment of the advantages of unification, Otherwise, only the serious
disedvantages of comsolidation will result,

10, Consolidation cannot succeed if the apencies concerned axre not
willing to surrender ceytain commend prerogutives and give wholehesrted
support to the unification., If they ineist that the right to produce any
and all required inteliigence is indispemsible to command, they will largely,
if not completely, defeat the purpose of unification and leave the way open
for uncontrolled duplication, Furthermore, if AFSA 1s relegated to the
status of a technical leborotory, maintained primarily for the purpose of
providing technical support for COMINT cperations of the individual Services,
AFSA can never be tle powerful operational instrument which it is technically
capeble of becoming,

11, Cezxtainly, the Armed Sorvices cannot producs all of the intelligence
they require, If they are unwilling to rely on & joint agency, they must
then depend on one enother for at least part of it, If we grant to the Alr
Force complete fresdon to produce all of the alr intelligence it requires,
ve must grant the same privileges to the other Services, for the air prodlem
is of vital importance to 8ll of them, This might be the ideal way of
achieving maximum nmilitary effectivencss froa the viewpoint of cosbat come
manders, but, even if feasible; it would be extremsly costly. The only way
to effect necessary csevings without full unification is to gstablich some
clear-cut and authoritatively controlled division of laobor, There are
verious possibilities, and we muet sslect cerefully the one vhich promises,
vithin reescneble and practical limits, the greatest effectiveness at the
lsast cost,
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